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Dear Mr. President:

In response to Section 1302(c) of the National Flood Insurance
Act of 1968 (P. L. 90-448), I am pleased to commend to you for
transmission to the Congress the report "A Unified National
Program for Floodplain Management.”™ This report updates a

1979 report of the same title concurred in by the eight cabinet
level agencies constituting the Water Resources Council and
forwarded to the Congress. The report sets forth a conceptual
framework and identifies strategies fundamental to implementing
a balanced approach to floodplain management. It appraises the
implementation of current programs and recommends Federal and
State and local actions needed to achieve a unified program of
planning and action at all levels of government to reduce flood
losses and losses of floodplain natural values. The revised
report has been prepared by the Interagency Task Force on
Floodplain Management, concurred in by member agencies, and has
benefited from the advice and suggestions of recognized authorities
in the field of floodplain management.
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FOREWORD

During the past two decades, recognition of unacceptably
high losses of lives, property and natural values in the
Nation’s floodplains has led all levels of government to
provide new and more effective floodplain management

tools through legislative and administrative program ini-
tiatives. Risk assessment programs generally are completing
initial hazard identification activities and are moving
toward an information maintenance phase. Loss reduction
programs are proceding more slowly because many of the

new tools require a period of assimilation by all affected
parties before their full potential can be realized.

Also, these tools generally have not been articulated
within an overall coordinated loss reduction effort.

Thus, the current status of floodplain management indicates
a need for the improvement and more effective application
of existing tools and little need for new legislation.

This report recognizes the goals of floodplain management
to be wise use, conservation and development of the
interrelated lands and waters of the Nation's floodplains
subject to the constraint of reducing loss exposure to an
acceptable level. It offers a conceptual framework to
guide local, State, and Federal decisionmakers toward a
balanced consideration of alternative goals, loss reduc-
tion strategies and tools. It provides recommendations
for each level of government to improve and coordinate
floodplain management. It should lead to better decisions
affecting the use of our Nation's floodplains, reduced
losses of life, property and natural values, and a reduced
burden upon governments to compensate for losses caused

by unwise decisions of individual citizens as well as
governments.

This report asserts that a unified national program only
can be achieved through a partnership among all levels of
government wherein each carries out its responsibilities
under the Federal and State constitutions. The re-
commendations in this report are directed at each level
of government with the intent of moving the Nation toward
a more effective Unified Program. I urge all who make
decisions affecting floodplains to pursue implementation
of these recommendations in the spirit of partnership as
we continue to progress toward achieving a unified approach
to floodplain management.

fzgii;rey S. Bragg, Administrator

Federal Insurance Administration
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PREFACE

Section 1302(C) of the National Flood Insurance Act of 1968
(Public Law 90-448, 82 Stat. 476) stipulated that "the
objectives of a flood insurance program should be integrally
related to a unified national program for floodplain management
and...the President should submit to the Congress for its
consideration any further proposals necessary for such a
unified program..." Responsibility for the development of
the Unified National Program was first assigned by the Office
of Management and Budget to the Water Resources Council which
in 1976 adopted and in 1979 revised the report "A Unified
National Program for Floodplain Management.” In 1982 this
responsibility was reassigned to the Federal Emergency
Management Agency. The 1979 report became dated by the
relative success and changes in Federal programs and by the
strengthening of floodplain management capability at the
State and local government levels. The status of Federal,
State and local floodplain management activity as of mid-1985
is reflected in the following revised report and in its
findings and recommendations. Like its predecessors, the
revised report does not seek to provide specific guidance for
meeting Federal program requirements.

This report seeks wise decisions and management for the
Nation's floodplains to reduce losses of life and property
from flooding and losses of natural and beneficial floodplain
values from unwise land use. A conceptual framework is set
forth to provide general guidance for the decisionmaking
processes of Federal, State, and local officials as well as
for private parties. The strategies and tools for flood loss
mitigation and for the preservation and restoration of natural
floodplain values are presented in detail. Actions are
recommended to facilitate the coordination of management
programs dispersed among all levels of governments.

For their contributions to this report, we are indebted to

the many public officials, private consultants, and agency

staff members whose conscientious and dedicated efforts were
responsible for the 1976 report and to the members of the
Federal Interagency Floodplain Management Task Force under
whose auspices the 1979 revision was prepared. A special
recognition is due to the members of the drafting team listed
below who carried the primary burden of preparing this revision.
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CHAPTER I

DIGEST AND RECOMMENDATIONS

A. Digest

Background. Responding to the magnitude and continued
increase in the Nation's flood losses, the Congress
enacted legislation in 1968 providing for new tools to
cope with flood risk and called for "A Unified National
Program for Floodplain Management" (Public Law 90-~448,
Section 1302). 1In 1977 the President issued Executive
Order 11988, Floodplain Management, which reinforced
the need to strengthen Federal policies to reduce the
risk of flood loss; to minimize the impact of floods on
human safety, health, and welfare; and to restore and
preserve natural floodplain values.

This report recognizes subsequent Congressional and
Presidential directives and updates the Unified Program
transmitted by the President to the Congress in 1979.
This report: (1) sets forth a conceptual framework for
floodplain management; (2) identifies available manage-
ment strategies and tools for reducing the risk of
flood loss, minimizing the impact of floods on human
safety, health, and welfare, and restoring and preserving
natural and beneficial floodplain values; (3) assesses
the implementation capability and status of existing
Federal and State agencies and programs and local units
of government; and (4) makes recommendations for
continuing efforts toward achieving "A Unified National
Program for Floodplain Management."” The concepts and
strategies of this report are presented from a national
perspective and offer guidance to all governmental and
nongovernmental interests.

Conceptual Framework. The conceptual framework (Chapter
ITI) contains general and working principles that relate
riverine, coastal, and other floodplains to the total
natural, economic and social systems of which they are a
part. It also describes the potential for flood losses
and environmental harm associated with the use of flood-
plains. Each level of government has legal program
responsibilities within this framework. The conceptual
framework is developed from and based on accepted, broad
national objectives for water and related land resource
planning. It recognizes that wise use of the Nation's
floodplain must be consistent with (1) an explicit con-
cern for reduction of flood losses and threats to health,
safety, and welfare; (2) the preservation and restoration
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of natural and beneficial floocdplain values; (3) a
balanced view that in general promotes consideration of
of uses that minimize or eliminate exposure to flood loss
rather than floodplain development or abandonment; and
(4) careful consideration of all relevant factors and

the weighing of all reasonable alternatives. The
conceptual framework fills a void previously hindering
consistent articulation of programs functioning at all
levels of government.

Management Strategies and Tools. The means and tools
(Chapter IV) for flood loss reduction are organized
around three strategies directed at modifying (1)
susceptibility to flood damage, (2) the impacts of
flooding, and (3) flooding itself. Each of the means
is comprised of a wide variety of tools that range
from land acquisition, land use and development regula-
tions, and floodproofing, to flood control works.
These tools are evaluated to assist in selection of
the appropriate means to reduce flood losses while
achieving the desired management goals. The array of
means and tools available is deemed generally adequate
for an effective unified national program. It should
also be noted that some of these strategies and tools
operate to protect natural and beneficial floodplain
values.

The means and tools (Chapter V) for reducing loss of
natural floodplain values support four major strate-
gies: (1) avoiding actions that affect adversely the
floodplain whenever there is a practicable alterna-
tive; (2) minimizing the adverse impacts of actions
that affect the floodplain; (3) restoring previously
degraded floodplains to serve their natural functions:
and (4) preserving those floodplains whose natural
functions are relatively undisturbed. These four
strategies are directed at natural and beneficial
values associated with the water, living, and cultural
resources of floodplains. A variety of examples are
included to provide general guidance in serving this
program goal.

Implementation. Assessment of the development of Fed-
eral programs (Chapter VI} and the institutional
framework for implementing a unified program (Chapter
VII) reveals significant progress since the first

unified program was set forth in 1976. Of major
significance, a minimum national standard for delineating
flood hazard hazard -- the 100 year base flood -- and a
procedure for evaluating flood hazard and minimizing
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flood loss potential -- Federal Executive Order 11988,
Floodplain Management -- have been established and
accepted. The conceptual framework of the Unified
‘Program has become more widely accepted as have
nonstructural loss reduction strategies and tools.
Almost all States have established floodplain management
programs and most have gained experience and are
becoming more effective in achieving program goals.
Almost all flood prone communities have at least
established floodplain regulatory programs and are
beginning to develop program experience. Consequently,
the relative role of the Federal government is decreasing
as States and local governments become more self reliant
in dealing with the problems of flooding. This
assessment, however, also reveals that achievement of

a unified program still requires considerable additional
progress.

Assessment of the institutional framework concludes
that many of the necessary facets of the conceptual
framework exist and have been functioning at all
levels of government, but coordination and effective-
ness needs improvement. Effective implementation of
a unified national program requires of all levels of
government: (1) a review of and renewed commitment to
existing policies that contribute to such a program,
(2) appropriate rearrangement of priorities in exist-
ing organizational and operational policies, and (3)
a continuous coordination effort.

Recommendations. The recommendations which follow are
directed toward recognition, acceptance and implementa-
tion of the conceptual framework at all levels of
government. They should provide the basis for achiev-
ing the institutional coordination necessary to carry
through” A Unified National Program for Floodplain
Management "

B. Federal Level Recommendations

Actions are required to establish coordination at the
national level for floodplain management activities,
specifically for research, data collection, and in-
formation dissemination; to strengthen management
tools; and to support State and local programs. The
Federal level recommendations follow. (Pertinent
pages from the text and Appendix D where the recommenda-
tions from another study are presented are noted in
parentheses. (For example, in recommendation 1 below,
the cross references refer to Chapter VII, pages 5,

6, 7 and 23, and to Appendix D, Strategy A, item 14.)
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Assure that all Federal programs for water, land,
and related resources support and implement the
precepts of Executive Order 11988; Floodplain
Management and of "A Unified National Program for
Floodplain Management", as enunciated in this
report. RESPONSIBILITY - All Federal agencies.
(vii-5, 6, 7, 23; DA-14).

Improve Federal support of States as they exercise
their primary role in floodplain management. RE-
SPONSIBILITY - All Federal agencies.

Continue to:

a. Encourage well defined State roles in Federal
program activities. (VII-5, 10, 20; DA-8).

b. Provide States with clear incentives for
establishing the necessary legislative and ad-
ministrative provisions and staff assignments
for carrying out statewide floodplain manage-
ment activities. (VviI-5, 10; DA-8).

c. Provide basic information and analysis support-
ed by expanded basic and specific technical
and planning assistance and guidance commensu-
rate with agency expertise and the particular
needs of the State and local agencies.
(vii-5, 10; pC-4, 6-7, 8, 9, 10).

d. Provide support for improving programs
and capabilities to implement them at the State
level as authorized by statute. (VII-5, 10, 22;
DA'—B) .

e. Work directly with the States in dealing with
local entities to assure consistent adminis-
tration of floodplain management activities.
(vii-5, 10; DbaA-8).

Centralize floodplain data sources at the State
Jevel. RESPONSIBILITY - The Federal Insurance
Administration and the Geological Survey should
take the lead. (VII-16).

Improve Federal support of local government's
role in floodplain management. RESPONSIBILITY -
All Federal agencies.



Working with the States:

QA

Provide local governments with incentives for
enactment and enforcement of floodplain management
regulations and other flood loss reduction measures.
(ViiI-12: DA-18: DB-1; DC-1).

Encourage and assist local governments in es-
tablishing and carrying out comprehensive
floodplain management programs. (VII-12;
DA-8; 19),

Provide basic information, technical and plan-
ning assistance and guidance commensurate with
agency expertise and the particular needs of
local government. (VII-12, 13; DA-15, 19;
DC-8, 10).

Accelerate floodplain and hazard studies and im-
prove dissemination of information to States and
local users through:

ae.

Completion of the flood insurance studies ini-
tial study program and establishment of a
system for periodic updating and maintenance
of the data base. RESPONSIBILITY - Federal
Insurance Administration. (VII-14, 15),

Provision of updated floodplain and hazard
information studies, especially for the
hydrologic and hydraulic conditions

associated with the major sources of flooding,
the impact of development on flooding levels,
and more effective, simpler methodologies for
delineating flood hazard areas. RESPONSIBILITY
- Corps of Engineers, Federal Insurance
Administration, Soil Conservation Service,
Tennessee Valley Authority, and Geological
Survey. (VII-17; DA-5; DC-4, 6, 7, 9).

Provision of floodplain management and technical
assistance programs. RESPONSIBILITY - Corps of
Engineers, Federal Insurance Administration,
Soil Conservation Service, Tennessee Valley
Authority, and Geological Survey. (VII-14).

Provision and interpretation of detailed soil
survey data to assist in tentative identifica-
tion of flood prone areas and in planning
appropriate uses of floodplains, especially

I-5



10.

in rural areas. RESPONSIBILITY - Soil
Conservation Service. (VII-14).

e. Support of increased social research on flood-
plain occupancy, hazard perception, and
response as recommended in House Document 465,
RESPONSIBILITY - All Federal agenciles.

(VI-3; VII-15; DA-19; DC-6, 7).

Support cost sharing policies and project evalua-
tion procedures that facilitate achievement of a
desirable mix of structural and nonstructural
approaches to flood hazard adjustment. RESPONSI-
BILITY - All Federal agencies. (VII-19, 20;
DA-12, 15; DB-2).

Require appropriate non-Federal segments of flood-
plain management programs, including regulations
or control measures and local stormwater management
plans as a prerequisite to Federal expenditures
for the modification of flooding or of the impacts
of flooding. RESPONSIBILITY - All Federal agencies.

(Vii-12; DA-1, 6; DB-1; DC-1).

Continue to evaluate the nature, size and trend
of the Federal subsidy to the Naticnal Flood

Insurance Program and develop policies and procedures

to decrease or eliminate the subsidy in high
hazard areas after repetitive losses have been
experienced. RESPONSIBILITY - Federal Insurance
Administration. (DC-2, 5).

Improve flood and flash flood forecasting and warn-
ing systems to include -- but not be limited to =--

real -- time data collection, forecast preparation and

dissemination, and public education in the use of
system outputs. RESPONSIBILITY - The National
Oceanic and Atmospheric Administration and the
Federal Emergency Management Agency. (VII-14;
DA-11, 17; DC-3).

Utilize the Federal Interagency Floodplain
Management Task Force under the auspices of the
Federal Insurance Administration to:

a. Facilitate communication and encourage con-
sistency among Federal programs including
the Delaware and Susquehanna River Basin
Commissions. (VII-6).
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Establish a mechanism for a periodic (as
necessary) national conference/workshop of
Federal, State, local, and regional officials
for the purpose of fostering coordination of
floodplain management activities. (VII-16).

Provide evaluation of floodplain management
activities with periodic reporting to the
public and to the Congress on progress

toward implementation of "A Unified National
Program for Floodplain Management." (VII-23).

Establish mechanisms whereby State and local
officials can report periodically on the sta-
tus of floodplain management programs and

the use of Federal resources in their programs.
(Vii-1i1i, 13).

Provide overall assistance for State program
development and liaison with the responsi-
ble State floodplain management offices.
{VII-7).

Provide for coordination of and encourage
integrated Federal floodplain, wetland, and
coastal barrier island management activities
affecting the same geographic areas. (VII-3,
23; ba-2, 92, 13, 20).

Assist the Federal Emergency Management Agency
in carrying out the Office of Management and
Budget's directive to provide implementation
guidance for Executive Order 11988, Floodplain
Management. (VI-18; DA-3, 7).

Coordinate with and support the efforts of the
Federal Interagency Hazard Mitigation Team Task
Force to evaluate and improve the effectiveness
of Federal pre- and postflood disaster mitigation
planning. (VI-20; DA-16).

Coordinate with and support the efforts of the Fed-
eral Hydrology Committee to standardize the
techniques for collection and analysis of hydrologic
data, especially through regionalization of
streamflow characteristics, so that recorded data
may be applied at ungauged sites. (VII-17, 23).

Develop and promote standards for the collection,
analysis, and reporting of experienced flood loss
data and projected flood loss data. (VII-16).
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k. Assess the amount, location, and condition of the
Nation's floodplain lands to provide a basis for
establishing national and regional policies to
guide their preservation, restoration, and their

" optimal use. {(VII-16).

1. Assess the extent of community needs for assistance
in the adoption and administration of floodplain
management measures, and identify the appropriate
Federal-State-local relationships that would best
fulfill these needs. (VII-11, 12, 16; DA-19).

m. Assess the need for and identify the level of
detail for floodplain data relating to the inter-
relationships between land, water, and related
rescources, and environmental values. (VII-15;
pC-6, 7, 8).

n. Cooperate in periodic assessments of research needs
and, when appropriate, in the review of ongoing research
projects and programs. (VII-18; DA-6, 19, 20; DC-11)}.

Utilize the Federal Interagency Post-Flood Hazard Mitigation
Task Force, under the auspices of Federal Emergency
Management Agency's State and Local Programs Directorate

to:

a. encourage the preparation of pre-disaster plans for
reducing future flood losses and encouraging wise use
of floodplains;

b. provide assistance in the preparation and review
of post-disaster plans.

c. assist agency efforts to develop and implement
hazard mitigation teams' recommendations.

C., State Level Recommendations

Actions are required for State governments to more
fully achieve their pivotal role working with both
the Federal and local governments toward a unified
national program.

Recommended actions follow.
l. Enact enabling legislation specifically address-

ing floodplain management programs and regulations
in those States where such legislation does not
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exist or is inadequate for the purpose. (VII-10;
DA—].) .

Establish or designate a single State agency (or
another effective mechanism of coordination) to
assure responsibility for floodplain management
and to issue State standards as floodplain manage-
ment guides for State agencies and local entities.
(vii-7, 10; Da-8).

a. Maintain.liaison with avdesignated Federal co-
ordinating body. See Federal Recommendation

b. Establish a program that would annually assess
coordination and the establishment of State
priorities and budgets related to floodplain
management. See Federal Recommendation
B-10-d. (VviI-10, 11; DA-8).

C. Maintain an assessment of the status of local
floodplain management efforts. See Federal
Recommendation B-10-1, (VII-9, 13; DC-7).

d. Monitor and encourage effective coordination
among the offices in each State responsible
for coastal zone management, emergency prepar-
edness, wetlands management and floodplain
management. (VII-7, 10).

Develop an information program to supplement Fed-
eral efforts to inform the public and local
decisionmakers about flood hazards and floodplain
management. (DC-4, 6, 7, 9, 10).

a. Establish a centralized floodplain data source.
See Federal Recommendation B-3. (VII-16).

b. Publish a floodplain management document to
supplement the Floodplain Management Handbook
published by the Water Resources Council by
describing in detail State programs and
regulations for use by local officials in
implementing "A Unified National Program for
Floodplain Management." ~ (VII-16).

Improve management tools by applying the concepts
of Federal Executive Order 11988, Floodplain
Management to all State agencies and programs.

(VII-10; DA-4).



5. Establish a hazard mitigation team mechanism for
State agencies similar to the Federal hazard
mitigation team for the purpose of improving the
effectiveness of pre- and postflood disaster
mitigation planning. (VI-20; DA-16).

6. Establish a mechanism to identify and monitor
unsafe dams and levees and to provide hazard
information to communities subject to potential
flooding from failure of unsafe dams and levees.
(vi-14; DaA-10, 11, 16, 17).

7. Support regional, substate, and local entities
in implementing their floodplain management
activities. (VIiI-20, 21).

a. Provide information, technical assistance,
and financial support for improving management
activities., (VII-10, 20, 21).

b. Develop review procedure, to evaluate and
support the overall implementation and assure
the effectiveness of local floodplain manage-
ment regulations and ordinances. (VII-10,
13).

D. Local Level Recommendations

Local governments have a primary role in floodplain
management because they oversee decisions affecting
floodplain use and they act to initiate local,
floecdplain management programs using State and Federal
guidelines and policies. Recommendations to strengthen
local government programs follow.

l. Designate a single point of contact with lead
responsibility to coordinate floodplain management
activities and provide liaison with State and
Federal floodplain managment programs. (VII-11).

2. Adopt and enforce floodplain management measures
including zoning subdivision and building codes
that at a minimum meet standards recommended by
national and State code organizations. (VII-1l1l, 12;
DA-18; DC-8).

3. Coordinate with adjacent communities to assure
that floodplain management practices do not shift
the flood hazard to adjacent communities. (VII-



4. Develop review procedures to periodically assess
the effectiveness of the local floodplain manage-
ment programs. (VII-12; DC-7).

E. Conclusion

Decisionmakers in the appropriate levels and branches
of government should give serious and immediate con-
sideration to the preceding action recommendations.
Success in carrying out Federal level recommendatons
depends upon followup by all Federal agencies.
Responsibility for implementing these action recommen-
dations, however, falls most heavily upon those with
extensive programs affecting utilization of flood-
plains, especially the Departments of Agriculture,
Army, Commerce, Energy, Interior, and Transporation;
the Environmental Protection Agency; the Federal
Emergency Management Agency; and the Tennessee Valley
Authority. 1In each case lead responsibility or
action required is directed to one or more of the
agencies named to the Federal Interagency Floodplain
Management Task Force under the auspices of Federal
Emergency Management Agency. Success in effectuating
State and local government recommendations depends
upon followup by each entity acting within its own
legal and institutional framework. Appropriate
cooperation and support from the concerned Federal
agencies as well as State and local government are
also important.
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CHAPTER TII

BACKGROUND AND SETTING

The Unified National Program for Floodplain Management
has its origins in the 1966 report of the Task Force on
Federal Flood Control Policy known as House Document 465,
1/ It is supported by a continuing recognition of the
need for a coordinated Federal-State-local program for
managing the Nation's floodplains. House Document 465
recognized that traditional flood control measures alone
were not sufficient to achieve flood loss reduction.

That document also provided the first major policy

level recommendations for alternative technigues includ-
ing flood insurance, floodproofing, relocation, forecast-
ing and warning, and floodplain regulations.

House Document 465 was accompanied by Presidential
Executive Order 11296. This Executive Order directed all
Federal agencies to "provide leadership in encouraging

a broad and unified effort to prevent uneconomic uses

and development of the Nation's floodplains and, in
particular, to lessen the risk of flood losses in
connection with Federal lands and installations and
federally financed or supported improvements."

The National Flood Insurance Act of 1968 (Public Law
90-448) called for the President to develop a unified
national program for floodplain management. This
responsibility was delegated to the Water Resources
Council. The first report on "A Unified National
Program for Floodplain Management” was published in
1976. That report set forth a conceptual framework and
recommended Federal and State actions with emphasis on
reducing losses through floodplain management.

In May 1977 the President issued Executive Order 11988,
Floodplain Management, which superseded and greatly
expanded upon its 1966 predecessor. The new Executive
Order brings together Federal policies that protect
against both flood hazards and natural floodplain
degradation.

To reflect the increased concern for natural floodplain
values enunciated in Executive Order 11988, the Water

1/ Task Force on Federal Flood Control Policy. A

Unified National Program for Managing Flood Losses,
House Document 465, 89th Congress, 2nd Session, U.S.
Government Printing Office, Washington, D.C. 1966,
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Resources Council in 1979 revised its 1976 unified program
by modifying the conceptual framework and the recommenda-
tions. This document updates the 1979 document to re-
flect floodplain management progress and modifies asso-
ciated recommendations,

Since House Document 465 was issued in 1966, State and
local governments have increased their awareness of
floodplain problems and exercised additional responsibility
for flood prone lands. Each State has taken some kind of
enabling action allowing local communities to establish
floodplain management regulations. More than 17,500 of
approximately 20,000 identified flcod prone communities
have adopted such regulations.

Floodplain management is concerned with the future role
of the floodplain as an integral part of a community and
of an entire natural river, shore, or coastal system.

The list of floodplain uses and management purposes 1is
extensive. These uses include provision for recreation,
fish and wildlife habitat, navigation, agriculture,
housing, and municipal and industrial water supply.
Multiple uses are common, with some uses being incompatible
with each other. However, with each use, consideration
of losses of lives, property, and natural values is ever
present, as are the consequences of adjustment to these
losses. Thus, the focus of floodplain management is a
wise choice among uses competing for a limited number of
locations, Many of these locations are subject to losses
that could result in serious disruption of floodplain
values. An accounting must be made for the consequences
of various adjustments to development in these floodplain
impacting locations.

Coastal and riverine floodplains include widespread areas
of natural hazard that are present in thousands of commu-
nities. Floodplains have been and continue to be under
pressure for change to more intensive uses. Pressure to
intensify floodplain use is increasing as desirable un-
developed land becomes less abundant, especially near
urban areas. At the same time, there is increasing re-
cognition that the natural and beneficial values served by
the floodplain represent valuable environmental resources.

The present state of floodplain use and development derives
from the period in which full range of impacts of uncon-
trolled growth were poorly understood. Flood losses are

a conscious concern primarily during and shortly after a
flood experience. The normal reaction to flood loss has
been to attempt to control or modify the flood and to
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repair flood damage to preflood conditions. However, the
public has become increasingly concerned about floodplain
development decisions, the rising exposure to flood losses,
and the resultant public costs. These costs have

several facets: those measured as flood losses and the
costs of protective works and disaster relief; those
assessed as threats to life, health, and welfare; and
those associated with a loss of natural and beneficial
floodplain values. Conversely, there may be an economic
cost from not providing for more intensive uses of flood-
plains to increase employment and income where alternative
locations are absent.

It was the concern for rising flood losses that focused
national attention on floodplain management through the
publication of House Document 465 in 1966. This document
emphasized the fact that flood damage continued to grow,
having exceeded $1 billion yearly at that time, even
though over $7 billion had been spent for flood control
works during the previous 30-year period. Since publica-
tion of House Document 465, the dollars spent for flood
control works have nearly doubled. Average annual flood
damages are now estimated to exceed $3 billion and are
continuing to rise. The customary sequence of events
generally continues to be (1) flooding, (2) flood losses,
(3) disaster relief, (4) flood control projects attempting
to modify the flood potential through provisions for stor-
ing, accelerating, blocking, or diverting flood waters,
(5) renewed encroachment and development onto the flood-
plain and upstream watershed, (6) flooding, (7) flood
losses, (8) disaster relief, (9) more projects, (10)

more encroachment and development, ad infinitum. Although
the construction of dams, levees, and channel projects

has saved many lives and prevented billions of dollars of
damage, protective works alone have not been able to keep
pace with the rate of floodplain development and resultant
increases in flood losses. In some situations, flood con-
trol works have encouraged additional unsound floodplain
development, resulting in further losses.

In his letter of August 10, 1966, transmitting House
Document 465, the President said that we can and must
reduce flood losses. He also stated: "The key to the
problem lies, above all else, in the intelligent planning
for the State and local regulation of use of lands exposed
to flood hazard." Noting that the Nation would continue

to support established programs for essential flood
control works, the President said that "...to hold the
Nation's toll of flood losses in check and to promote

wise use of its valley lands requires new and ima